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Abstract
Background: Participatory health initiatives ideally support progressive social change and stronger collective agency
for marginalized groups. However, this empowering potential is often limited by inequalities within communities and
between communities and outside actors (i.e. government officials, policymakers). We examined how the participatory
initiative of Village Health, Sanitation, and Nutrition Committees (VHSNCs) can enable and hinder the renegotiation of
power in rural north India.
Methods: Over 18 months, we conducted 74 interviews and 18 focus groups with VHSNC members (including female
community health workers and local government officials), non-VHSNC community members, NGO staff, and higher-
level functionaries. We observed 54 VHSNC-related events (such as trainings and meetings). Initial thematic network
analysis supported further examination of power relations, gendered “social spaces,” and the “discourses of
responsibility” that affected collective agency.
Results: VHSNCs supported some re-negotiation of intra-community inequalities, for example by enabling some
women to speak in front of men and perform assertive public roles. However, the extent to which these new gender
dynamics transformed relations beyond the VHSNC was limited. Furthermore, inequalities between the community
and outside stakeholders were re-entrenched through a “discourse of responsibility”: The comparatively powerful
outside stakeholders emphasized community responsibility for improving health without acknowledging or correcting
barriers to effective VHSNC action. In response, some community members blamed peers for not taking up this
responsibility, reinforcing a negative collective identity where participation was futile because no one would work for
the greater good. Others resisted this discourse, arguing that the VHSNC alone was not responsible for taking action:
Government must also intervene. This counter-narrative also positioned VHSNC participation as futile.
Conclusions: Interventions to strengthen participation in health systems can engender social transformation. However
they must consider how changing power relations can be sustained outside participatory spaces, and how discourse
frames the rationale for community participation.
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Background
Health committees are a commonly promoted mechanism
for community participation in health [1] and there is
some evidence that they can improve the functionality
and accountability of health facilities [2–5] and increase
community use of health services [6, 7]. In addition to dir-
ectly improving health systems and health-related behav-
ior, participation through health committees is envisioned
to play a broader emancipatory role for communities and
is seen as a valuable end in itself [8–10]. However, health
committee functionality and effectiveness is very uneven
[11–13], with many committees failing to achieve inclusive
and sustained community engagement [7, 14, 15].
Researchers suggest that many of the disappointing out-
comes of participatory development programs can be
explained by failure to manage power inequalities, both
within communities and between communities and out-
side stakeholders such as policymakers [8, 16, 17]. Within
communities, power inequalities can prevent marginalized
groups from benefiting from the participatory programs
seeking to help them [18–22]. Some participatory pro-
grams have particularly failed to manage gender inequal-
ities, excluding women from decision making while still
expecting their participation in interventions they did not
design [23]. Power inequalities between communities and
outsiders have been identified as another major issue, with
elites (i.e. government policymakers, officials, program
implementers) accused of using community participation
initiatives to push external agendas, overburden commu-
nities with unreasonable responsibilities, or legitimize fail-
ures in public service provision [24–28].
This paper explores how power inequalities play out
through village health, sanitation, and nutrition commit-
tees (VHSNCs) in rural north India in order to under-
stand the transformative potential of these social spaces
to support new, more equitable, power relations and en-
able collective local action for improved health. VHSNCs
were initiated as part of India’s National Rural Health
Mission in 2005, with a goal of forming one committee
per village. The policy encourages participation by com-
munity members in health promotion activities and
strengthens community linkages with government health,
sanitation, and nutrition services. With extensive global
interest in health committees [1, 29] and over 500,000
VHSNCs formed across India [30], it is vital to understand
the ways in which health committees influence power re-
lations (such as around gender) within communities and
how the rationale for participation framed by outside
stakeholders influences community collective agency.
Methods
Conceptual framework
This paper is framed by the concept of “social spaces” [31]
to examine how power works within health committees.
Social spaces are interactive moments in space and time,
constructed through relationships between diverse groups,
which create contexts for new social representations and
identities to emerge [32, 33]. Thinking about the health
committee as a social space through which power rela-
tions mediate interactions between diverse actors provides
a fruitful lens into how participatory programs can
support communities to construct more health-enabling
social identities [34].
Producing a new space, such as a health committee,
can create a momentary disruption of established rules
and possibilities, into which unfamiliar rules and alterna-
tive possibilities can be ascribed [35]. VHSNCs gather
people who do not normally meet (i.e. men and women,
people from different castes and religions, local leaders
and young mothers) within a set of rules and procedures
that people do not typically follow (i.e. specific topics to
discuss, roles for members). What happens within this al-
ternative social space affects the broader society when par-
ticipants experience incongruence between the norms
within the space (such as ‘all voices are equal’) and the
norms governing interactions in regular life (‘male voices
are more valued’), leading them to question and challenge
established ways of being and interacting [36] (Fig. 1).
Inherent to the concept of social spaces is a post-modern
understanding of power, where power is inseparable from
the development of accepted knowledge systems and that
power/knowledge is articulated through discursive norms
[22, 35, 37]. Discursive norms are the socially accepted
communicative tools that shape and limit what is said and
done, what is say-able and do-able, and ultimately what is
considered truth or knowledge [37, 38]. For example, elite
actors may control the parameters of village health com-
mittee discussions and actions by influencing the discursive
norms governing which topics are discussed and how.
Yet power is complex and unstable; every site where
power is expressed contains the potential for resistance
[37]. Discourse is thus not only “an instrument and an
effect” of power, but is also “a stumbling point of resist-
ance and a starting point for an opposing strategy” [38].
Despite attempts by more powerful actors to control
Fig. 1 Village health committees as social spaces created through
interaction among diverse stakeholders
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participatory social spaces, such as village health commit-
tees, marginalized people can still deploy their own resist-
ance tactics to further their “alternative visions” about
how best to “transform their possibilities” [22]. For ex-
ample, Mosse [39] explores the ways in which communi-
ties may outwardly agree to stakeholder agendas, but
then exercise “quiet power” [40] to ensure programs
suit their own needs.
Setting
VHSNCs bring together a range of village residents
(Table 1). Membership should include 50% women and
adequate representation of people from marginalized
social groups, particularly scheduled castes (SCs) and
scheduled tribes (STs).
The VHSNC is to convene monthly meetings, develop
health plans, take action to improve environmental
health, monitor and seek improvements in public ser-
vices, and allocate a yearly “untied fund” of Rs. 10,000
(US $150). The untied fund is a grant for community
health action, revolving emergency loans, or to help des-
titute families with health care.
Since their launch in 2005, VHSNC functionality has
remained low [41, 42]. Members often did not know their
roles, VHSNC composition rarely adhered to guidelines,
meetings were often irregular or not occurring, and there
was often negligible community participation in budget-
ing, monitoring, or developing health plans [41, 43, 44].
In 2013, the Indian Ministry of Health and Family
Welfare (MoHFW) developed a support package to bol-
ster VHSNC activity [30]. This package involved: village
social mobilization to increase community knowledge of
VHSNCs, expanding VHSNC membership from 7 to 15
people, training members, and facilitating monthly vil-
lage meetings and quarterly cluster meetings. Before
scaling up the support package nationally, in-depth im-
plementation research at the block (i.e. sub-district) level
in northern India was undertaken. The findings reported
here emerged from this implementation research study.
The study took place in “Manujpur”,1 a rural block of
approximately 300,000 people within 250 km of New
Delhi [45]. Most people work as farmers and laborers.
Residents struggle to access sufficient water and experi-
ence many shortcomings in public services. Roads often
become impassible in the rainy season, there is little
public transportation, public schools are considered to
be of low academic and physical quality, and govern-
ment health centers are severely understaffed. The liter-
acy rate is 80% for men and 50% for women [45].
The patriarchal system in the region limits women’s
decision-making, access to education, and freedom of
movement. Most women avoid allowing senior male in-
laws to hear them speak or look at their faces (called
purdah) by remaining silent in the presence of male
community members, covering their faces with cloth
(called ghungat), and lowering their heads or turning to-
wards a wall whenever a senior man was nearby.
Women sit on lower surfaces than men, generally squat-
ting on the ground when men sit on chairs, and women
eat after men have finished. These practices were not
performed with outsiders, such as the male researcher
and male NGO staff (who were from nearby villages);
women sat on chairs across from them, and could speak
directly to them without covering their faces.
The local government (panchayat) reserves one-third
of all elected seats for women. However, men and
women openly report that whenever an area has to elect
a woman, the names of female candidates on the ballot
are proxies for male relatives, who then perform all
functions in place of the elected woman.
While gender is an obvious shaper of identity, family
wealth, caste, and religion also affect identity perform-
ance. These aspects of identity are expressed in
innumerable ways, including: the people with whom you
could speak, which parts of the village you could enter,
whose foods you could eat, and the community roles for
which you were eligible. For instance, most higher caste
people do not eat food or drink tea served by lower caste
people and when a group is seated together on the
ground, higher caste people often sit on the rug while
lower caste people sit on the bare floor.
Data collection
Over the course of 1.5 years (2014–2015), a local non-
governmental organization (NGO) called "SEEK" imple-
mented the VHSNC support package in 50 of the 200 vil-
lages in Manujpur. From among those 50 villages, we
selected four case study villages in which to carry out lon-
gitudinal qualitative research. We chose villages that var-
ied by remoteness and social marginalization: Two villages
were midway from town (approximately 8 km) and two
Table 1 Description of VHSNC members
VHSNC member Description
General community
members
• Includes members of savings groups
and school management groups
Auxiliary nurse midwife
(ANMs)
• Frontline health worker, female, works
from health sub-center covering five or
more villages (member of VHSNC in her
own village, and invited guest for the
VHSNCs in the other villages she serves)
Accredited social health
activist (ASHA)
• Community health worker, female, one
per village (1000 population)
Anganwadi staff • Preschool and nutritional supplementation
workers, female, two per village anganwadi
(preschool)
Ward member • Lowest elected member of local
government (panchayat)
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were far from town (approximately 16 km); two villages
had a typical mix of “other Hindu” (middle or upper
caste), SC, ST and Muslim, while two villages were com-
posed predominantly of marginalized groups (SC, ST and
Muslim).
We conducted 74 in-depth interviews and 18 focus
group discussions (Table 2). Fifteen respondents were
interviewed multiple times over the research period to
better understand evolving perspectives on the VHSNC
and to follow up after specific events. The respondents
to whom we returned (13 for a second interview and
two for a third) were selected based on their rich prior
interviews and experience of VHSNC-related activities.
The interviews followed up on the same topics explored
throughout the study, described below.
We observed 54 VHSNC activities over the course of the
intervention, including NGO staff trainings and meetings,
village mobilization about the VHSNC, monthly VHSNC
meetings, and quarterly cluster level meetings (involving
representatives from 17 VHSNCs). Observations were doc-
umented to assess participation (e.g. how many people,
gender, caste), group dynamics (e.g. who spoke, who was si-
lent, where people sat), and discussion content (e.g. issues
discussed, decisions and actions taken).
The interviews and focus groups were conducted in
Hindi, primarily by a male Indian researcher who resided
in Manujpur for the research period (fifth author). Data
collection was closely supported by a female Canadian
research coordinator (first author) and a female Indian
researcher (fourth author), who also conducted seven in-
terviews and co-facilitated all the focus groups with
women. All researchers had master’s degrees in public
health or social science subjects and were trained in
qualitative research methodology.
Interview and focus group guides asked about: the village
context (e.g. gender and caste relations, prior collective
action, engagement with government services), VHSNC
embeddedness and inclusiveness (e.g. reasons for participa-
tion and drop out), VHSNC activities (e.g. experiences in
VHSNC meetings and trainings, activities attempted), and
public system responsiveness (e.g. how authorities respond
to the committee, committee successes or frustrations
when seeking change).
Interviews and focus group discussions were audio re-
corded with the participants’ consent and translated and
transcribed into English. All translations were checked
and approved by a researcher fluent in Hindi and
English and occasionally re-checked during data analysis
against the original audio to confirm particularly nu-
anced or complex passages.
Data analysis
Initial analysis of the data was guided by thematic network
analysis [46] and subsequent interpretation informed by
Table 2 Interviews and focus groups by respondent type and gender
In-depth interviews # interviews (# respondents)
Male Female Total
VHSNC
• General community 21 (13) 11 (8) 32 (21)
• ASHA 0 8 (6) 8 (6)
• Anganwadi staff 0 12 (9) 12 (9)
• Ward member 3 2 5
Total interviews with VHSNC members 24 (16) 33 (25) 57 (41)
Non-VHSNC
• General community 4 1 5
• ANM 0 3 3
• ASHA supervisor 1 1 2
• Block Chief Medical Officer 1 0 1
• NGO staff 3 (2) 3 6 (5)
Total interviews with non-VHSNC members 9 (8) 8 17 (16)
Total in-depth interviews 33 (24) 41 (33) 74 (57)
Focus group discussions # of groups
Male Female Total
VHSNC (general community, ASHA, AWW, ward) 4 8 12
Non-VHSNC (general community) 3 3 6
Total focus group discussions 7 11 18
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the theoretical concept of social spaces. Thematic network
analysis allows researchers to order and synthesize data
(e.g. transcripts and observation notes) around thematic
variables of interest by first “tagging” portions of text (i.e.
sentences or paragraphs) with a short code that indicates
the topic, then grouping coded text and synthesizing the
content around larger themes. Thematic analysis began
with the close reading of the data and development of a
coding framework (list of codes with their definitions,
grouped by topic). After developing, testing, and refining
the coding framework, we applied it to all the transcripts
using the qualitative data management software ATLAS.ti.
We then read coded outputs to identify higher level or-
ganizing themes, such as “female perspectives being heard
in the VHSNC”. These organizing themes were developed
and substantiated with many example quotations in a de-
scriptive report.
For this paper, to explore how power inequalities were
mediated through the VHSNC, the descriptive report
was re-examined using the conceptual lens of social
spaces. As a theory emerged on how the social space of
the VHSNC generated and constrained possibilities for
identity and discourse, we re-read the coded outputs, or-
ganizing themes, and descriptive report to examine data
on gender and notions of responsibility for social ser-
vices. This re-reading ensured that counter-narratives
and alternative explanations were considered and recon-
ciled into the overarching argument of the paper. We
identified two central themes, which serve as the head-
ings in the findings section: how participation in the
VHSNC renegotiated power relations within the com-
munity and how power relations between the commu-
nity and outside stakeholders were mediated through a
discourse of local responsibility.
Results
Mediating power relations within the community
As an alternative social space, the VHSNC proposed new
physical configurations, particularly by inviting both gen-
ders to occupy a public sphere. Bringing together men
and women for meetings was largely unprecedented; pub-
lic meetings to resolve local problems were traditionally
for men only. During our research, women explained that
attending VHSNC meetings was difficult because of their
domestic responsibilities but that they continued to attend
nonetheless. Women consistently composed over 50% of
meeting attendees, even if most rarely or never spoke.
Physical presence is a crude measure of participation [21],
but in this context, the VHSNC’s basic gender inclusive-
ness was a radical variation from established norms. In
terms of caste dynamics, powerful VHSNC members,
such as men and higher caste people, appeared to accept
the involvement of lower-status people. This acceptance
partially stemmed from the fact that the VHSNC did not
enable access to significant power and money. A higher
caste woman said that her VHSNC allowed a marginalized
(scheduled caste) woman to participate only because the
facilitator insisted and because “it’s not like anyone is get-
ting a salary for this” (Shadeeka, female, other Hindu,
IDI_VHC_25). Nonetheless, most respondents strongly
endorsed the need to include men and women, as well as
representatives from all caste and religious communities.
The transformative potential of women’s opportunity
to occupy public space alongside men through the
VHSNC was somewhat diminished by the normative justi-
fications given for this policy. Men and women explained
that women belonged on the VHSNC because they were
responsible for reproductive and child health and men
belonged because they could assert demands for improve-
ments and travel outside the village: “Who will listen to
the ladies? We need some support from men. The men
can only talk with men and other people.” (Shadeeka,
women, FGD_COM_03).
While the justifications given for male and female par-
ticipation in the VHSNC reinforced binary gender norms
by valuing women for raising children and men for as-
sertiveness, VHSNC policy and some VHSNC members’
behavior challenged these norms. MoHFW guidelines
designated the (female) ASHA as VHSNC secretary and
convenor, which demanded capacities unrelated to a
domestic or maternal identity: public speaking, leadership,
literacy and numeracy, and calling members together
for meetings. Many ASHAs struggled with this role,
explaining they could not speak to men to call or
lead meetings. For example, an ASHA initially said
that the VHSNC would not function without support
from the NGO facilitator:
Because when he [NGO facilitator] calls, two-or-three
men gather. If I go to call people only two-or-three
women come, [and] they are illiterate. So in this way it
cannot work. Most of them don’t come if I call them
(Jhorkibas, female, ASHA, other Hindu, IDI_VHC_29).
However the NGO’s support and training enabled
some ASHAs to envision taking a more active role. Six
months later, the ASHA quoted above reported that her
confidence had grown and that she envisioned herself
performing the NGO facilitator’s role:
Interviewer (male): Okay, like you were saying that
Rahim [NGO facilitator] does all the talking and
writing work. If he doesn’t come who will do it?
ASHA: ASHA will do it.
I: You will do it! Okay. But see, you don’t talk with
men then how will it be possible?
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ASHA: Then we will do it. I am saying then we will do
it. Right now we can see that he is doing it. When we
have to, we will do it. We will have to do the meeting
and we will have to raise the issues. (Jhorkibas, female,
ASHA, other Hindu, IDI_VHC_48)
In addition, female VHSNC members began taking ac-
tion outside the VHSNC on issues beyond reproductive
and child health. In particular, following VHSNC training,
some female VHSNC members worked to improve the vil-
lage schools, which were staffed by male teachers from
outside the community. In one village, female VHSNC
members asserted the right for local girls to be admitted
to the secondary school through a government scholar-
ship program. In another village, a female VHSNC mem-
ber demanded that the headmaster release government
grant money for schoolgirls to buy bicycles:
VHSNC member Rashmi’s daughter had not received
money for her bicycle. Rashmi followed up with the
headmaster several times so eventually he said to
Rashmi, ‘Tell me your daughter’s name and take her
cheque but don’t disclose this to anybody.’ Rashmi
said to headmaster, ‘I have 22 daughters studying here
in this school. So you have to give their respective
money to all.’After three days, the headmaster gave
the bicycle money to all the girls. (Observation of
VHSNC cluster meeting in Sojjanpur, respondent
from neighboring village, OBS_VHC_15)
Another female VHSNC member in Sojjanpur village
discussed women’s capacity to challenge the teachers
for “lazing around” and “playing cards” in the day.
She explained:
It is because of these meetings that we can move
forward… Otherwise we can’t even climb up to the
gates of the school… So teachers also get to know
sometimes that if any ladies come, they feel we can
also be in control. Because of this we participate.
(Sojjanpur, female, Muslim, IDI_VHC_38)
Male VHSNC members tended to take action within ac-
cepted masculine spheres, primarily by raising requests to
government agents for a range of issues (particularly ac-
cess to potable water and improved health services). But
several men also took interest in monitoring anganwadi
preschool services, a traditionally feminine domain. Male
VHSNC members reported that they checked the center
to see if food was being provided to children. However,
their monitoring was solely visual, since they could not
converse with the (female) anganwadi staff.
NGO staff made efforts to actively include women’s
voices during VHSNC meetings and trainings. During
these events, female members sat clustered together si-
lently or whispering among themselves. NGO staff en-
couraged and cajoled the women to present their views.
By suggesting that female participation in front of men
was normal and expected, the VHSNC space could be a
site of renegotiating gender norms for greater female in-
fluence. It could also enable women who wanted to speak
to do so, under the guise of having been forced by the
NGO facilitators. However, the NGO staff ’s efforts to
make women speak also pushed women to violate norms,
which could have negative consequences for women upon
leaving the “alternative space” of the VHSNC.
Women managed this risk in several ways. Sometimes,
they offered quiet one-word replies to deflect attention
without overtly ignoring the NGO facilitator’s request.
But often the group of women (including the ASHA)
discussed issues amongst themselves and then the
ASHA presented their collective opinion. Male VHSNC
members appeared to accept this micro-violation of gen-
der norms, perhaps because men recognized that the
NGO facilitator had forced the point, rather than the
women themselves exhibiting boldness and a desire to
be heard, which would be unacceptable. In addition, it
was accepted as appropriate for ASHAs to occasionally
speak in front of men to maintain their socially valued
(government, salaried) work.
We also witnessed occasional “slippages” in gender
performance [47], when (non-ASHA) female VHSNC
members interjected in meetings. For example, one fe-
male VHSNC member recalled how a woman in labor
delivered a stillborn baby while waiting for an ambu-
lance (Sojjanpur, OBS_VHC_29). As the possibilities of
gender are “necessarily constrained by available histor-
ical conventions,” [47], these instances where female par-
ticipants failed to re-enact expected gender behavior
pressed the boundaries of acceptable performance.
Challenging gender norms within the VHSNC did not
protect women from experiencing consequences when
they returned to everyday life. Informal social processes,
enacted by both men and women, police gender per-
formance to maintain the status quo. An NGO facilitator
explained that in one village, women were scolded at
home for speaking up and were no longer allowed to
participate:
The Muslim women were coming for the meetings
and at times they even went for training… [But] if
they put forward some viewpoint of their own, at
times it so happens that they get scolding back home
for saying such things… They [family members at
home] said ‘now no one will want to marry the girls
in our family. We will have a bad name in the village.’
Now the women are not allowed to come for any
meetings (female, other Hindu, IDI_OTHER_05).
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Another facilitator (female, other Hindu, IDI_OTHER_06)
said that women were afraid to speak “because they
think that after meeting the men can say that you were
speaking too much.” In one instance, men expressed their
discomfort with subtle challenges to gender relationships
within the VHSNC. When NGO staff made an additional
effort to encourage women to attend trainings, men
laughed at the prospect of women taking leadership roles,
seeking to reinforce the absurdity of the concept: “Women
will take the training, will work as officers in the commit-
tee and we will be their peons. [All laughing]” (Hanwari,
men, FGD_VHC_06).
Mediating power relations between the community and
outside actors
Power relations between the community and outside ac-
tors manifested most starkly in the construction of a “dis-
course of responsibility” for improving health, sanitation,
and nutrition in the villages. Powerful outside stakeholders
(MoHFW policymakers, NGO staff, health system func-
tionaries) sought to present the VHSNC as a viable par-
ticipatory body by framing VHSNC members as actors
responsible for and capable of effecting local change.
The MoHFW VHSNC guidelines suggested that the
VHSNC focus village level health action, recommending
that members “gather and clean the village” and “organize
teams for source reduction work” to stop mosquito breed-
ing in stagnant water [30]. It also positioned the VHSNC
as capable of acting to improve local health through
“informing local authorities” so that “health care delivery
and public services are improved upon” (ibid). Health sys-
tem functionaries repeatedly emphasized local responsibil-
ity. For example, the Block Chief Medical Officer (BCMO)
told VHSNC members that they were responsible for
overseeing the auxiliary nurse midwife (ANM):
BCMO: At the sub center you have the responsibility
to ask the ANM where she is working, the status of
medicines, and the care given to pregnant women and
children. It is also the VHSNC members’ responsibility
to be aware of the services available at your sub center.
For example sub center should be open from 9 AM to
11 AM and in this time period sick people can go to
the center and gain health services. (Observation note,
VHSNC cluster meeting, OBS_VHC_24)
NGO staff suggested the VHSNC could take responsi-
bility for checking the functionality of the Manujpur
hospital and for having health worker vacancies filled:
SEEK director (female): Here decentralization has the
advantage that people or committee members have
the authority to monitor these local institutions. For
example, in the Manujpur CHC [community health
centre], the government is providing Rs. 30,000 [US
$550] for cleanliness. But can you see the outcome of
that money? That CHC is always dirty. Here it would
be your responsibility to check that the hospital is
functioning the way it should be.
SEEK field manager (male): There are many problems
in the health sub-centers, such as whether an ANM is
appointed or not. If an ANM is not appointed, it the
responsibility of the committee is to write a proposal
to the government for ANM appointment. (Observation
note, VHSNC cluster meeting, OBS_VHC_31)
Most VHSNC meetings, led by the NGO facilitators,
focused on identifying service gaps and writing requests to
the authorities to address these gaps. Whenever VHSNC
members were able to speak to government agents, mem-
bers requested service improvements, such as health
workers, medicine, and equipment at health centers, and
improved water, drainage, roads, and waste management.
Overwhelmingly the government response focused re-
sponsibility back on the VHSNC by telling members to
write additional requests to higher level government
agents, to follow up with various departments, or to solve
the problem themselves.
Many VHSNC members felt that the discourse of local
responsibility resonated with their worldview, but this
agreement came with adverse consequences for collect-
ive agency. Those who accepted local responsibility for
improving village health, sanitation, and nutrition had to
find ways to explain why so few improvements occurred.
They did so by blaming their peers for lacking the posi-
tive attributes necessary to fulfill this responsibility.
Many agreed that if only the village had sufficient “so-
cial feeling” (male, ST Hindu, Hanwari, IDI_VHC_54),
then a great amount could be achieved through the
VHSNC. A male VHSNC member blamed the commu-
nity’s “lack of initiative” for the fact that the untied fund
was never released for their use, although the VHSNC
wrote numerous requests and asked a number of gov-
ernment agents about the money:
In the meeting we were informed about the fund, but
the members do not take initiative or responsibility to
know whether the money has been transferred or not,
and how to use the money. (Sojjanpur, male, SC,
IDI_COM_06)
Respondents said people were “stingy,” only willing to
work for personal gain, and uninterested in the VHSNC
when they “realized that they would not get anything”
(Jhorkibas, ASHA, other Hindu, IDI_VHC_29), despite
examples of families working together to help people
reach the hospital or access water. A male member
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blamed illiterate women who “cannot understand things”
for throwing their garbage in public spaces of the village,
despite later noting that there was no alternative waste
management system in place (Sojjanpur, male, SC
Hindu, IDI_VHC_45). Overall, he felt that the “progres-
sive” and “literate” people in the village were up against
a majority of “illiterate boors” who impeded VHSNC ef-
forts to better the village.
Accepting the dominant discourse of local responsibility
thus had a high social cost. If the VHSNC was truly re-
sponsible for improving the village, the only way to explain
poor outcomes was to blame one’s community for failing
to take up this responsibility and improve the village. This
perceived failure then reinforced a sense that nothing could
improve because of the community’s collective failings.
A sizable minority of VHSNC members, particularly
male members who stopped participating, resisted dom-
inant claims of local responsibility. These (largely in-
active) VHSNC members provided numerous examples
of upstream problems that VHSNCs lacked the capacity
to solve. They explained that the VHSNC brought no
new political power for local people to demand change
from the government and no new financial capacity for
local people to fix problems themselves. They rejected
the idea that any village problem could be solved by vil-
lage residents taking responsibility, noting that improved
water access required expensive development beyond
the village’s means, that stagnant water gathered because
of poor drainage infrastructure, and that improved waste
management required the public works department to
clear open air garbage piles.
For instance, in a focus group discussion with men who
refused to attend VHSNC meetings, the group derided the
notion of lending their time and energy to direct civic
maintenance, asking: “What to do on sanitation? Shall we
take brooms individually and make the village clean or
what?” (Hanwari, male, FGD_VHC_06). In another in-
stance, a VHSNC member explained that they had
exhausted the avenues available to them to fill their vil-
lage’s vacant ANM position, and suggested that responsi-
bility lay with politicians:
Male VHSNC member: Nothing is going to happen.
We have been waiting for six years in our village, but
ANM recruitment still has not been done. The CMO
[Chief Medical Officer] clearly said recruitment will
only be done with the help of politicians. So whom
should we consult with? We don’t have money to go
to [state capital] or Delhi. (Observation note, VHSNC
meeting, Shadeeka, OBS_VHC_24)
Another group of male VHSNC members explained
that they needed government support, but pointed out
that the administration avoids responsibility by telling
villagers that the community must take up the work:
“the administration gets away with inaction by saying
that this is your work” (Sojjanpur, male, FGD_VHC_12).
The men spoke at length about the need for greater gov-
ernment engagement in the VHC:
M3: The truth is one person cannot do anything. Our
committee cannot do anything. The village is also
with us but until the department is with us nothing
can be done.
M1: True
M3: If the department is with the committee, then
there will be a solution. But neither PHED [Public
Health Engineering Department] is with us, nor the
PWD [Public Works Department] nor the Health
Department is with us. (Sojjanpur, men,
FGD_VHC_12)
Discussion
In this paper, we examine health committees as initia-
tives where power relations within communities and be-
tween communities and outsiders may be renegotiated
or reinforced, focusing particularly on gender and dis-
courses of responsibility (Fig. 2).
In terms of power relations within communities, we
identified a number of opportunities that enabled subtle
challenges to pre-existing restrictive gender norms. First,
requiring a mixed-gender group and expecting them to
communicate about valued services (health, nutrition,
and sanitation) was a radical act in a community without
any other forums for cross-gender collective dialogue
and decision making, even if most women did not ver-
bally participate. Second, some members used their
identity as VHSNC members to push the boundaries of
acceptable feminine or masculine concerns and behav-
iors: as VHSNC conveners, ASHAs took up leadership
positions, and several female VHSNC members publi-
cally asserted themselves to improve girls’ access to edu-
cation. The VHSNC also made it possible for male
members to enter the traditionally female space of the
anganwadi center and take interest in the quality of food
and care provided there. Third, when some women exer-
cised voice in the VHSNC, it contributed to normalizing
the idea of women speaking in the presence of male
community members.
It must be noted however that although the VHSNC
opened up some new possibilities and enabled some
women to express their own and collective female
voices, for most women speaking openly in front of men
continued to be unacceptable. Many female participants
remained silent, cognizant of the everyday reality await-
ing them outside the VHSNC, and spoke only with their
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physical presence. Women who pushed the boundaries
of acceptable behavior—at times invited and cajoled into
doing so by NGO facilitators—could not be protected
from conflict upon returning home, where dominant in-
terests were invested in sustaining the status quo. The
transformative potential of VHSNCs to serve as “alterna-
tive spaces” where new identities are rehearsed was con-
strained by the limited time in which participants
entered the space and the participants’ awareness that
they had to return to their everyday power relations as
soon as the meetings ended [35, 48]. Nonetheless, social
change can be a series of micro-transgressions, each of
which presses the boundaries of acceptable performance
and all of which add up to alternative norms. The VHSNC
created such opportunities for change as female, and
occasionally male, VHSNC members re-interpreted
their social roles.
In terms of power inequalities between communities and
outside stakeholders, the discourse of local responsibility
played out in VHSNCs as both an instrument of power
used by outside stakeholders and as a point of resistance.
Participants who accepted the discourse of local re-
sponsibility reconciled it with the lack of local action by
suggesting that their peers were selfish and unwilling to
take collective action. The VHSNC thus re-entrenched
disempowering collective identities. Our findings resonate
with experiences in Tanzania, where participants on com-
munity malaria control boards became increasingly dis-
paraging of their peers [49]. Board members adopted the
language of outside elites who explained the poor health
of marginalized people through their incapacity to solve
their own problems (ibid). In this sense, VHSNCs can
be “invited” spaces [22], created and defined by dominant
actors to generate agreement around pre-determined
agendas and further a dominant discourse [27].
However, power is a disparate and creative force
abounding with resistance [37] and community members
can resist the agendas of participatory development pro-
grams [39]. In our study, some community members
contested the dominant justification for the VHSNC by
presenting an alternative discourse of upstream responsi-
bility. We note that this resistance, no matter how com-
pelling and justified, overlooked the fact that some
VHSNCs did take local actions to support or monitor the
anganwadi worker and schools, and to affect change, or to
coordinate political efforts to push for improved services.
There is a need for renegotiating the discourse around
VHSNCs to create space for communities’ legitimate
anger at poor services and desperate need for improved
upstream support, without closing the possibility for
smaller scale local action within the community. Whether
accepting or rejecting the discourse that local people can
improve their health, sanitation, and nutrition through the
VHSNC, most people planned to stop participating.
There are two central implications of these findings.
First, participatory initiatives such as the VHSNC can
create opportunities to challenge power inequalities
within communities, even in contexts with rigid gender
norms such as Manujpur. This finding resonates with re-
search linking women’s participation in social groups to
improved health and development outcomes [50] and the
creation of space for critical dialogue on gender leading to
more equitable behavior in the real world [51, 52]. Facilita-
tion by the outside NGO staff emerged as essential to con-
structing VHSNCs as alternative social spaces where new
rules and possibilities can be ascribed. This finding is a
valuable affirmation of the transformative potential of par-
ticipatory programs, in light of concern that they are
prone to elite capture and the exclusion of marginalized
people within villages, and suggests that policymakers
Fig. 2 Renegotiation or reinforcement of power relations through village health committees
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should prioritize ongoing high quality facilitation. The
strategies used in other interventions to generate trans-
formative social spaces for collective dialogue and critical
reflection [35, 36, 53] can inform future VHSNC policy
and programming. However, we must not overstate the
potential of micro-disruptions to power relations. Women
and lower caste people continue to face major barriers to
full participation and self-determination in the decisions
that affect their lives.
Second, greater attention must be paid to the funda-
mental link between participation in VHSNC activities and
genuine empowerment through gaining control over the
resources needed for increased opportunities. Campbell
[40] highlights that decades of community mobilization
have focused on empowerment to overcome symbolic
aspects of oppression (such as negative self-narratives)
without adequate attention to the materialist roots of
oppression (i.e. economic inequality). Just participating in
meetings and discussions of health, sanitation, and nutri-
tion issues is of little value without the tools to address
these issues.
VHSNC policy thus needs to genuinely empower
VHSNCs, for example by ensuring access to meaningful
funding and improving health system responsiveness to
VHSNC demands. However, as VHSNCs gain greater
power, the stakes associated with VHSNC participation
may rise. More powerful members may try to edge women
and lower caste people out and be less tolerant of micro-
violations of norms. Ongoing support through skilled fa-
cilitation and research to assess positive and negative
consequences as VHSNCs gain increasing power will be
vital to sustain gains and mitigate risks.
Conclusion
This study examined VHSNCs as social spaces where
power relations are negotiated, to understand their
transformative potential. We found that with support
from NGO facilitators, VHSNCs enabled members to try
out new gender roles, which to a small extent carried
forward into everyday life. However, the rationale for
participation was set by powerful outside stakeholders,
who emphasized community responsibility for improv-
ing health without acknowledging or changing structural
and practical barriers beyond the community. This “dis-
course of responsibility” was accepted by some commu-
nity members and resisted by others, but either way
reinforced a negative collective identity, thus hindering
the VHSNC’s transformative potential.
Power is always at play in social relations and thus must
be thoughtfully utilized to promote social justice, includ-
ing in participatory initiatives [35]. For VHSNCs to sup-
port social transformation, they must serve as social
spaces where participants can practice more equitable
within-community power relations and where power
inequalities between communities and outside actors are
challenged through legitimizing collective community ex-
periences of marginalization and engaging powerful out-
side actors to reduce material inequities. Great potential
to extend the VHSNC’s transformative potential lies in
sustaining the gender and caste co-occupation of space
and continuing to build women’s voice, while at the same
time strengthening the committee’s economic and polit-
ical power. However, challenging power relations is not
without risk and (often unintended) consequences. On-
going monitoring, advocacy, and supportive facilitation
are critical to ensure that VHSNCs achieve their trans-
formative potential.
Endnotes
1We are using pseudonyms for the study area, villages,
implementing NGO, and all respondents to protect
anonymity
Abbreviations
ANM: Auxiliary nurse midwife; ASHA: Accredited social health activist;
BCMO: Block chief medical officer; CHC: Community health centre;
FGD: Focus group discussion; IDI: In-depth interview; MoHFW: Ministry of
Health and Family Welfare; NGO: Non-governmental organization;
SC: Scheduled caste; ST: Scheduled tribe; VHSNC: Village health, sanitation,
and nutrition committee
Acknowledgements
Sincere thanks to Professor Catherine Campbell for scholarly guidance on an
early draft of this paper and to Juned Kamal, Raman VR, Surekha Garimella,
Rajani Ved, the SEEK staff, the Manujpur respondents and two anonymous
reviewers. The preparation of the paper benefitted from discussion at an
April 2016 writing workshop organised by the CHESAI to generate deeper
Southern-led perspectives on health systems and governance issues.
Funding
This research was funded by the World Health Organization’s Alliance for
Health Policy and Systems Research (grant 201104232) and the Government of
Canada’s International Development Research Centre (IDRC) (grant 107313-001).
The authors thank the University of Cape Town Consortium for Health Systems
Innovation and Analysis (CHESAI), Health Policy and Systems Division for
covering Open Access Publication fees. CHESAI is funded by a grant from IDRC,
Canada. The lead author acknowledges with gratitude the Johns Hopkins
School of Public Health Department of International Health Fellowship. ASG's
time is supported by the South African Research Chairs Initiative of the Depart-
ment of Science and Technology and National Research Foundation of South
Africa (Grant No 82769). Any opinion, finding, conclusion or recommendation
expressed in this material is that of the authors and NRF cannot accept any li-
ability in this regard. The funding bodies had no role in the design of the study
and collection, analysis, and interpretation of data and in writing the
manuscript.
Availability of data and materials
Please contact author for data requests.
Authors’ contributions
Kabir Shiekh (KS) designed the broader study, with input from ASG. GP and
SM collected the data, with input from Kerry Scott (KES), ASG, and KS. KES
drafted the manuscript. All authors helped to conceptualize ideas, interpret
findings, review drafts, and approved the final version.
Competing interests
The authors declare that they have no competing interests.
Consent for publication
Not applicable.
Scott et al. International Journal for Equity in Health  (2017) 16:84 Page 10 of 12
Ethics approval and consent to participate
The study received approval from PHFI’s Institutional Ethics Committee
(TRC-IEC-178/13) and the World Health Organization’s Research Ethics Review
Committee (RPC581). All participants provided written informed consent to
participate.
Publisher’s Note
Springer Nature remains neutral with regard to jurisdictional claims in published
maps and institutional affiliations.
Author details
1Public Health Foundation of India, Delhi 122022, India. 2Johns Hopkins
School of Public Health, Baltimore 21205, USA. 3University of the Western
Cape, Cape Town 7535, South Africa. 4The University of Newcastle, Newcastle
NSW 2308, Australia.
Received: 12 November 2016 Accepted: 8 May 2017
References
1. McCoy DC, Hall JA, Ridge M. A systematic review of the literature for
evidence on health facility committees in low- and middle-income
countries. Health Policy Plan. 2011;27(6):449–66.
2. Iwami M, Petchey R. A CLAS act? Community-based organizations, health
service decentralization and primary care development in Peru. J Public
Health Med. 2002;24(4):246–51.
3. Sohani S. Health care access of the very poor in Kenya. Meeting the health
related needs of the very poor, DFID Workshop 14-15 February: Workshop
Paper 11. Kenya: Aga Khan Health Service; 2005.
4. Molyneux S, Atela M, Angwenyi V, Goodman C. Community accountability at
peripheral health facilities: a review of the empirical literature and development
of a conceptual framework. Health Policy Plan. 2012;27(7):541–54.
5. Shukla A, Scott K, Kakde D. Community Monitoring of Rural Health Services
in Maharashtra. Econ Polit Wkly. 2011;46(30):78–85.
6. Paxman JM, Sayeed A, Buxbaum A, Huber SC, Stover C. The India local
initiatives program: A model for expanding reproductive and child health
services. Stud Fam Plann. 2005;36(3):203–20.
7. Loewenson R, Rusike I, Zulu M. Assessing the Impact of Health Centre
Committees on Health System Performance and Health Resource Allocation.
EQUINET Discussion Paper 18. Harare: EQUINET; 2004.
8. Rifkin SB. Examining the links between community participation and health
outcomes: a review of the literature. Health Policy Plan. 2014;29 Suppl 2:ii98–106.
9. Rifkin SB. Paradigms Lost: towards a new understanding of community
participation in health programmes. Acta Trop. 1996;61:79–92.
10. Zakus JDL. Resource dependency and community participation in primary
health care. Soc Sci Med. 1998;46(4–5):475–94.
11. La Forgia G. Fifteen years of community organization for health in Panama:
an assessment of current progress and problems. Soc Sci Med. 1985;20:55–65.
12. Mubyazi GM, Mushi A, Kamugisha M, Massaga J, Mdira KY, Segeja M, et al.
Community views on health sector reform and their participation in health
priority setting: case of Lushoto and Muheza districts, Tanzania. J Public
Health. 2007;29(2):147–56.
13. Ngulube TJ, Mdhluli L, Gondwe K, Njobvu CA. Governance, participatory
mechanisms and structures in Zambia’s health system: An assessment of
the impact of Health Centre Committees (HCCs) on equity in health and
health care: EQUINET Discussion Paper 21. Lusaka, Zambia; 2004.
14. Van Wijngaarden JD, Scholten GR, Van Wijk KP. Strategic analysis for health
care organizations: the suitability of the SWOT-anaylsis. Int J Health Plann
Manage. 2012;27:34–49.
15. Kaseje DC, Sempebwa EK, Spencer HC. Community leadership and
participation in the Sarardid, Kenya, rural health development programme.
Ann Trop Med Parasitol. 1987;81 SUPPL 1:46–55.
16. Arnstein SR. A Ladder of Citizen Participation. JAIP. 1969;35(4):216–24.
17. Naimoli JF, Frymus DE, Quain EE, Roseman EL. Community and Formal
Health System Support for Enhanced Community Health Worker
Performance. CHW Evidence Summit Final Report. A U.S. Government
Evidence Summit. 2012.
18. Guijt I, Kaul Shah M. The Myth of Community: Gender Issues in Participatory
Development. London: Intermediate Technology Publications; 1998.
19. Adhikari B, Lovett JC. Institutions and collective action: Does heterogeneity
matter in community-based resource management? J Dev Stud. 2006;
42(3):426–45.
20. Dasgupta A, Beard VA. Community driven development, collective action
and elite capture in Indonesia. Dev Change. 2007;38(2):229–49.
21. Mosse D. Authority, Gender and Knowledge: Theoretical Reflections on the
Practice of Participatory Rural Appraisal. Dev Change. 1994;25(3):497–526.
22. Cornwall A. Making spaces, changing places: situating participation in
development. Brighton: Institute of Development Studies; 2002. Report 170.
23. Meinzen-Dick R, Zwarteveen M. Gendered participation in water
management: Issues and illustrations from water users’ associations in South
Asia. Agric Hum Values. 1998;15:337–45.
24. Rifkin SB. Primary health care in Southeast Asia: attitudes about community
participation in community health programmes. Soc Sci Med. 1983;17(19):1489–96.
25. Zakus JD, Lysack CL. Revisiting community participation. Health Policy Plan.
1998;13(1):1–12.
26. Collins C. Decentralization and the need for political and critical analysis.
Health Policy Plan. 1989;4(2):168–71.
27. Mosse D. 'People's knowledge', participation and patronage: Operations and
representations in rural development. In: Cooke B, Kothari U, editors.
Participation: The new tyranny. London: Zed Books; 2001. p. 16–35.
28. Nichter M. NGOs, Social Capital, and the Politics of the Possible. In: Global
Health: Why Cultural Perceptions, Social Representations, and Biopolitics
Matter. 2008. p. 133–49.
29. George AS, Scott K, Garimella S, Mondal S, Ved R, Sheikh K. Anchoring
contextual analysis in health policy and systems research: A narrative review
of contextual factors influencing health committees in low and middle
income countries. Soc Sci Med. 2015;133:159–67.
30. MoHFW India. Guidelines for Community Processes. New Delhi: Ministry of
Health and Family Welfare, Government of India; 2013.
31. Lefebvre H. The Production of Space. Oxford: Blackwell; 1991.
32. Mead GH. Mind, Self, and Society. Chicago: University of Chicago Press;
1934.
33. Moscovici S. Social representations: Explorations in social psychology. New
York: New York University Press; 2000.
34. Cornwall A, Coelho VSP. Spaces for Change? The Politics of Participation in
New Democratic Arenas. New York: Zed Books; 2006.
35. Kesby M. Retheorizing Empowerment-through-Participation as a
Performance in Space: Beyond Tyranny to Transformation. Signs. 2005;30(4):
2037–65.
36. Jones E, SPEECH. “Of other spaces” Situating participatory practices: a case
study from South India. Brighton: Institute of Development Studies; 2001.
Report No 137.
37. Foucault M. Power/knowledge. New York: Pantheon Books; 1980.
38. Foucault M. The History of Sexuality. New York: Vintage Books; 1988. p. 159.
39. Mosse D. Cultivating development: an ethnography of aid policy and
practice. London: Pluto; 2005.
40. Campbell C. Community mobilisation in the 21st century: Updating our
theory of social change? J Health Psychol. 2014;19(1):46–59.
41. Singh R, Purohit B. Limitations in the functioning of Village Health and
Sanitation Committees in a North Western State in India. Int J Med Public
Heal. 2012;2(3):39-46.
42. Singh CM, Jain PK, Nair KS, Kumar P, Dhar N, Nandan D. Assessment of
utilization of untied fund provided under the national rural health mission
in Uttar Pradesh. Indian J Public Health. 2009;53(3):137–42.
43. Bajpai N, Sachs JD, Dholakia RH. Improving access, service delivery and
efficiency of the public health system in rural India: Mid-term evaluation of
the National Rural Health Mission. Vol. No. 37, CGSD Working Papers. Center
on Globalization and Sustainable Development; The Earth Institute at
Columbia University; 2009.
44. PHRN. An assessment of the status of Village Health and Sanitation
Committees in Bihar, Chhattisgarh, Jharkhand and Orissa. Public Health
Resource Network. New Delhi: Public Health Resource Network; 2008.
45. Ministry of Home Affairs. Census of India, 2011, State Overview. New Delhi:
Government of India; 2011.
46. Attride-Stirling J. Thematic Networks: an analytic tool for qualitative
research. Qual Res. 2001;1(3):385–405.
47. Butler J. Performantive Acts and Gender Constitution: An essay in
Phenomenology and Feminist Therory. Theatr J. 1988;40(4):519–31.
48. Welbourn A. Gender, Participation, and HIV: A Positive Force for Change. In:
Guijt I, Shah MK, editors. The Myth of Community: Gender Issues in
Scott et al. International Journal for Equity in Health  (2017) 16:84 Page 11 of 12
Participatory Development. London: Intermediate Technology Publications;
1998. p. 131–40.
49. Marsland R. Community Participation the Tanzanian Way: Conceptual
Contiguity or Power Struggle? Oxford Dev Stud. 2006;34(1):65–79.
50. Taukobong HFG, Kincaid MM, Levy JK, Bloom SS, Platt JL, Henry SK,
Darmstadt GL. Does addressing gender inequalities and empowering
women and girls improve health and development programme outcomes?
Health Policy Plan. 2016;31:1492–514.
51. Abramsky T, Devries K, Kiss L, Nakuti J, Kyegombe N, Starmann E, Cundill B,
Francisco L, Kaye D, Musuya T, Michau L, Watts C. Findings from the SASA!
Study: a cluster randomized controlled trial to assess the impact of a
community mobilization intervention to prevent violence against women
and reduce HIV risk in Kampala, Uganda. BMC Med. 2014;12:122.
52. Diop NJ, Askew I. The effectiveness of a community-based education
program on abandoning female genital mutilation/cutting in Senegal. Stud
Fam Plan. 2009;40(4):307–18.
53. Nagar R. Mujhe Jawab Do! (Answer me!): women’s grass-roots activism and
social spaces in Chitrakoot (India). Gender Place Cult. 2000;7(4):341–62.
•  We accept pre-submission inquiries 
•  Our selector tool helps you to find the most relevant journal
•  We provide round the clock customer support 
•  Convenient online submission
•  Thorough peer review
•  Inclusion in PubMed and all major indexing services 
•  Maximum visibility for your research
Submit your manuscript at
www.biomedcentral.com/submit
Submit your next manuscript to BioMed Central 
and we will help you at every step:
Scott et al. International Journal for Equity in Health  (2017) 16:84 Page 12 of 12
